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United States General Accounting Office Logistics and
Washington, DC 20548 Communications
Division
B-196835 DECEMBER 5, 1979
The Honorable Richardson Preyer
Chairman, Subcommittee on Government 61)%
Information and Individual Rights ,xgéfo' o
Committee on Government Operations 1
House of Representatives 111010

Dear Mr. Chairman:

-

Subject: {;tudy of Presidential Librarie%](LCD-80-27)

Your September 7, 1979, letter requested our views on the
estimated and actual costs of Presidential libraries, whether
and how trust fund and appropriated moneys are used in support
of the libraries, and whether the libraries are meeting the
expectation of the Congress.

The information on Presidential libraries you reguested,
with the exception of the trust fund activities, was the
subject of an earlier regquest made on August 6, 1979, by the
Chairman, Subcommittee on Treasury, Postal Service, and General
Government, Senate Committee on Appropriations. As the Sub-
committee requested, we provided a fact summary in October.

On November 6, 1979, we testified at oversight hearings
co-chaired by the Chairman of the above Subcommittee and the
Chairman, Subcommittee on Civil Service and General Services,
Senate Committee on Governmental Affairs.

Our study showed that the cost of operating and maintain-
ing a Presidential library has increased from an estimated
$150,000 in 1955 (which would be eguivalent to $412,500 in
current dollars after adjustment for inflation since that time)
to an estimated $1 million in fiscal year 1979. We concluded
that the sizes and uses, and thus the costs, of most Presiden-
tial libraries exceed what was envisioned when the Presidential
Libraries Act was being considered. 1In view of the increasing
costs and the inevitable growth in the number and sizes of
Presidential archival depositories since the act was passed,
it seems highly advisable to carefully consider alternative
methods of establishing depositories.
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As you requested, we discussed our preliminary findings
with your office on September 24, 1979. Because of the
similar study conducted for the Subcommittee on Treasury,
Postal Service, and General Government, your office subse-
quently advised us that a copy of our November 6, 1979,
testimony on Presidential libraries (see enc. I) and the
National Archives Trust Fund financial statements (see
enc. II) showing income and expenses for the Presidential
libraries would satisfy your request.

Sincerely yours,

R. W. Gutmann
Director
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Senator Chiles, Senator Pryor, and Members of the Subcomittee:

By letter dated August 6, 1979, the Chairman of the
Senate Appropriations Committee reguested that we undertake
a study for your Subcommittee to identify pertinent issues
surrounding expenditures of appropriated funds for operation
and maintenance of Presidential libraries. The following
reflects our observations during the period available for
the study.
HISTORY

The Presidential Libraries Act was enacted on August 12,
1955, to provide for acceptance and maintenance of Presidential
libraries. The act authorizes the Administrator of General
Services to accept for deposit the papers and other historical
materials of a President, former President, an ocfficial or
former official (rank not defined in the act) of Government,
together with the papers relating to or contemporary with the
President or former President. It alsoc allows the Adminis-
trator to accept land, buildings, and equipment cffered to the
Government for a Presidential archival depository and to main-
tain, operate, and protect them. The Administrator may not
take title to property for a Presidential archival depository
or enter into an agreement for the use as a Presidential
archival depository of land, buildings, and equipment of
certain public or privaﬁe bodies until he has submitted a
report to the Congress and observed a 60-day waiting pericd

or received congressional approval of his plan.
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The act was pattetned after the joint resolutien of the
Congress in 1939 which established the Franklin D. Roosevelt
Library. A consgiderable increase in the volume of Presi-
dential papers during President Roosevelt's years in office
and his desire to keep together the record of his public
service led to his proposal in 1938 that a building to
preserve his papers and historical materials and those of
his associates be financed by popular subscription on land
donated from the Rocsevelt estate at Hyde Park and then be
turned over to the United States to De administered at
Government expense. The resclution was approved in sub-
stantially the form he proposed.

NEED FOR TEE
LIBRARIES ACT

At hearings in 1955 on the Presidential Libraries Act
before a Special Subcommittee of the House Committee on
Government Operations, the then Archivist of the United States,
Dr. Wayne C. Grover, summarized his prepared statement as to
why legislation was needed as follows:

1. Prom the beginning of the history of our

Nation, it has been recognized that the
papers of the Presidents form an immensely
valuable part of our historical and cultural
heritage and that the Nation has a special

responsibility and interest in seeing that
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they are properly preserved, protected,
and made available for schelarly research.

2. The increase in volume of Presidential
papers in recent years has made it im=-
possible for ex~Presidents to assume the
responsibility for personally caring fer
their papers and other historical materials
until such time as thev or their heirs are
willing to make final plans for the disposal
of the papers.

3. The establishment cf Presidential libraries
is the best methed that has yet been devised
for properly preserving Presidential papers.
The Presidential library offers the advantages
of geographical decentralization, service
as a regional archival depository, a stimulus
to the study of American history and the
housing within one establishment of all the
types of material that help to explain the
history of a President and his period.

4. The cost of maintaining the libraries should
not be‘excessive and probably one-third of
the necessary expense could be born out of

income.
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It seems apparent from these words that the emphasis

was primarily on the bringing together of, preserving,

and maihtaining Presidential papers for scholarly research.

EXPERIENCES UNDER
I ACT

What has occurred since the passage of the Presidential
Libraries Act? Libraries have been completed for Presidents
Truman, Eisenhower, Hoover, and Jchnson; President Kennedy's
library was dedicated on October 20, and President Ford's
library and museum are under construction.

Librarv costs

During'the hearings on the Libraries Act in 19553,
considerable discussion was given to the annual operating
costs for Presidential libraries. It was estimated on
the basis of the then costs at the Roosevelt Library that
at the end of 100 years if 15 Presidential libraries were
constructed and given to the Government, the annual net
maintenance and operating cost would be about S$1.5 million
for all 15 libraries. This amount assumed a $150,000
operating and maintenance cost for each library which.
would be offset by $50,000 in fees from visitors to the
museums for a net operating cost of $100,000 for each of
the 15 libraries.

In fiscal year 1979, the operating and maintenance
costs for the 6 Presidential libraries accepted during the

25 years since passage of the act and the Roosevelt Library
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are estimated to be about $7 million. However, this does
not include the annual building maintenance costs for the
RKennedy Library which will begin in fiscal year 1980, or
the Ford library and museum which are under construction.
The estimated fiscal year 1979 costs for each of the libraries
follow: Johnson, $1.8 million; Eisenhower, $1.3 million;
Truman, $1.1 million; Roosevelt, §1 million; Hoover, $620,000;
Rennedy, $800,000, which does not include building mainte-
nance costs that will begin in f£iscal year 1980; and Ford,
$307,000, which does not include building maintenance costs.
When considering inflation of 275 percent between 1955
and 1979, the cost of $150,000 for each library amounts to
$412,300; for 7 libraries the costs would be $2.9 million.
In addéition to inflation, some portion of the increased costs
might be attributable to the rental rates for the libraries
(Standard Level User Charges) which are based on approximate
commercial charges for comparable space and services. How=
ever, the increase in the size of buildings has added con-
siderably to the cost of building operation, maintenance,
and protection. ”
Income from fees or donations was expected to offset
about one-third of the annual costs of the libraries. 1In
fiscal year 1979, the offset is estimated to be $732,000,

or 10 percent of the costs of the 7 libraries. It should
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be noted, however, that the offset does reduce the amount
of appropriated funds that might otherwise be required
by the libraries.
Size of libraries
Concerns have been expressed that library buildings
keep getting larger. An examination of the square footage
of space at the libraries follows:
--Roosevelt Library, 39,000 sq. ft. (Pre—
Presidential Libraries Act). Since 1955
two wings have been added to the library.
--Truman Library, 53,000 sg. ft. An additicn
of.2,400 sqg. ft. has been added since the
library was accepted in 1957 and ongoing
construction will add another 24,000 sg. ft.
--Zisenhower Library, 55,000 sg. ft. for the
library building. Since the library building
was accepted in 1960, GSA has accepted, as part
of the archival depository, the Eisenhower
Museum (35,000 sg. ft.), the Place of Meditation
containing the gravesite, the Eisenhower home,
and has built a visitor's center.
--~Boover Library, 25,000 sg. ft. This includes
3 additions totaling 19,500 sg. £t. that have

been made since its acceptance in 1960. A
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request for another 6,000 sq. f£t. is to be
submitted by the Library Director to Archives
later this year.

--Johnson Library, .00,000 sg. ft.

--Kennedy Library, 90,000 sg. ft.

--Ford Library, 40,000 sqg. ft. for the library

at Ann Arbor. The museum at Grand Rapids
will be another 40,000 sg. £ft.

According to NARS, archival storage space at the
Roosevelt Library is 18,700 sg. £t.; 19,700 sq. £t. at the
T-uman Library; 31,300 sg. ft. at the Eisenhower Library:
14,800 sqg. £t. at the Hoover Library; 25,300 sq. ft. at the
Joanson Library; and 13,800 sg. f£t. at the Rennedy Library.
Much of the remaining space in the libraries is used for
museum activities.

what consitutes an
archival depository

A factor which has probably cpntributed to the increased
size of certain Presidential libraries is the definition in
the Libraries Act of a "Presidential archival depcsitory.”
The Presidential Libraries Act authorizes the Government to
accept “buildings” for the purpose of creating a Presidential
archival depository. The act defines a Presidential archival

depository as:
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“an institution operated by tSe United States to
house and preserve the papers and booXs of a
President or former President of the United States,
together with other historical materials belonging

to a President or former President cf the United

States, or related to his papers or to the events

of his official or personal life.”

Historical materials are defined as including:

“books, correspondence, documents, gfapers,

pamphlets, works of art, models, pictures,

photographs, plats, maps, films, nmotion

pictures, sound recordings, and other objects

or materials having historical or ccmmemofative

value.”

These provisions provide GSA broad authority for determining
what constitutes an archival depositorv and G35A is so using
this authority.

7o illustrate, the Roosevelt Library is located at
dyde Park, ilew York, on the same grounds as the Roocsevelt
home and the Roosevelt gravesites. Archives operates and
maintains only the Roosevelt Library, which also includes
a museum, and the National Park Service maintains tne rest
of the buildings and grgun&s. The Park Service also main-
tains the Hoover home and other buildings in West Branch,
Iowa, and the Archives overates and maintains the doover

Library.
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In contrast to this, the Eisenhower Library in Abilene,
Kansas, is located on grounds which also contain the Eisenhower
home, Eisenhower Museum, visitors center, and the Place of
Meditation containing the President's gravesite. Operation
and maintenance of all the buildings and grounds which together
have been determined to constitute the archival depository is
administered by Archives.

The library building alone was donated to the Government
in 1962 as the Presidential library. Subseguently, in 1966,
the Eisenhower home, museum, ané Place of Meditation were
donated and accepted.by GSA under the Presidential Libraries
Act. The relationship between Archives' role in assuming
respensibility for administering Presidential‘homes and the
role of the National Park Service in this regard is not clear.
The National Park Service, for example, administers, maintains,
and operates the homes of many Presidents including among
others, Presidents Franklin Roosevelt, Herbert Hoover, and
Lyndon Johnson.

President Ford's library and museum which are currently
under construction establish precedent in that the buildings
comprising the archival depository will not be at the same
location. The Ford Library is being constructed in Ann Arbder,
Michigan, while the Fo;d Mﬁseum is being constructed in

Grand Rapids, Michigan, more than 100 miles away. Therefore,

10
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the Federal Government will bear the expense of operating and
maintaining facilities at two locations.

Researchers and visitors

Statistics show that the greatest interest of the public
in Presidential libraries is as A museum rather than a library.
During fiscal vear 1978, 1,100 researchers visited the lipraries.
The Roosevelt Library was visited by the most researchers—-
381, or 35 percent of all researchers. The Kennedy Library
was second with visits by 208 researchers followed by the
Truman Lidbrary with visits by 198 researchers.

Museun visitors, on the other hand, totaled about 1.3
million in fiscal year 1978. The Johnson Library 1ad the
most museum visitors--502,000, or about 39 percent oI all
visitors. The Roosevelt Library with 277,000 and the Truman
Libraryv with 265,000 visitors were second and third,
respectively.

Although Archives views the primary function of the
Presidential libraries as preserving the valuaple historical
papers of Presidents and their associates and to make then
available for research purposes, visits by researchers ra-
present less than one percent of all visitors to the lioraries.

ALTERINATE APPROACHES

As part of our study, you requested that we discuss

alternative approaches to the current Presidential libraries

11
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system. Following are some alternative approaches for
maintaining Presidential papers and historical materials.
The first three approaches were discussed in an Archives
report entitled "The Presidential Libraries System: A
Review" which was submitted to ihe Senate Committee on
Appropriations earlier this year.

l. Central depository for all Presidential records.

The merits of a central depository for all Presidential

dential Lib:aries Act as well as in the Archives report.
Advantages mentioned are that scholars or researchers could
examine materials of several Presidents or administrations
without travelingharound the country to visit individual
libraries. Also, the costs of operating and administering
a single building would be less.

Disadvantages expressed were that the Government would
probably be required tc finance the construction of the
centralized depository since private groups associated with
Presidents would be unlikely to offer tc build and donate a
structure for the papers of all Presidents; a centralized
library would not be as accessible to people living outside
the city in which the library is located; the potential for
loss of all Presidential records by fire or other means if
stored in a single building; and Presidents or their asso-

ciates may be less willing to donate perscnal records or other

12
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historical materials if the records are to be located in a
central depository. (The Presidential Records Act of 1878
differentiates between personal records and records that
relate to the President's conduct of his office which are
Government property. The Archi%ist must take custody of

the Government materials at the end of a President’'s term

of office and maintain them in an archival depository
operated by the United States.)

As you requested, we prepared a hypothetical cost
analysis of the current Presidential libraries program over
the next 100 years compared to a centralized library concept
that would not include a museum component. The results of
this analysis, which are included at the end of my testimony,
show estimated costs using several variables. While the
results are purely estimates and the cost reductions may be
greater or lesser cver the 100 years, it is apparent that
economies wouid result under a centralized depository
concept.

2. Designated regional centers. Further Presidential
libraries might be located at designated regional centers
either as individual buildings or in the same structure as
other cultural or archival activities including regional
archives branches of the National Archives. Regional centers

which in the future might include papers of several Presidents

13




choose the location of his Presidential lLlprary out oo L=~
duce costs in operations and building maintenance, museums
could be curtailed or eliminated. By performing only
archival functions and services, Presidential library staffs
could be smaller and the size of the library structures
would be reduced. fhe Archives report concludes that any
savings would not be in proportion to program reductions
because (1) public support and interest would not De suf-
ficient to construct and donate a building and, therefore,
the Tederal Government would have to pay construction costs
and (2) the programs currently are supported in part or
wholly by fees and public contributions which might not be
available without museums.

As regards public support for Presidential libraries
performing only archival functions, we noted that the Eisenhower
and Ford library buildings received donations from the public
for construction of the libraries. This occurred even though
the museums are in different buildings, and in the case

of the Ford Library, a different city. As regards the

14
































































